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TO EXTRACTS FROM ROYAL COMMISSION 
AND MINISTRY OF TREASURY, ECONOMICS 
AND INTERGOVERNMENTAL AFFAIRS REPORTS 


Report of The Royal Commission on Metropolitan 
Toronto, £965 


Decision-Making Processes in Ontario's Local 
Government, 1972 


Proposal for Local Government Reform in the Area 
West of Metropolitan Toronto, 1973 


Report of the Ottawa-Carleton Review Commission, 
1976 


Report of The Royal Commission on Metro Toronto, 
1977 


Hamilton-Wentworth Review Commission Report, 1978 
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(June) 


REPORT OF THE ROYAL COMMISSION ON METROPOLITAN 


TORONTO (GOLDENBERG REPORT), joxeue Bel & 


"The existing boards of control are in effect 
executive committees of council but they are 
elected separately and, like the mayor, at 
large. The history of municipal politics in 

the Toronto area shows that this system has not 
tended to produce harmony in council. With both 
the mayor and the controllers elected at large, 
there tends to develop a competition for popular 
support which accentuates division within the 
board. Relations with council are also affected 
where the executive and the councillors are 
elected separately and on a different basis. 
Election of the executive committee by city 
council, in addition to reducing unnecessary 
friction and rivalries, would make the executive 
more responsive and responsible to the legisla- 
tive body in conformity with our concept of 
responsible government. 


Digitized by the Internet Archive 
in 2024 with funding from 
Hamilton Public Library 


https://archive.org/details/extractsfromroya0Ounse 
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LOT2 DECISION-MAKING PROCESSES IN ONTARIO'S LOCAL 
(November) GOVERNMENTS (HICKEY REPORT), pp. 16-24: 
39 The council of every municipality in Ontario should be required 


to appoint a CAO for the following reasons 


(a) it is essential that the head of the council be free to exercise 
leadership in the determination of the policies of the council, 
to approve and appraise proposals, to appraise results, to carry 
out his other public duties and not be burdened with adminis- 


trative matters, 


(b) it is in the best interests of the council and the municipal 
corporation that the council appoints a CAO to lead, co-ordinate 
and direct the officers in the administration of the corporation, 


subject to the policies and directions of the council, and 


(c) it is essential that the role of the head of the council and 
the role of the CAO be stated, clearly, in the Statutes and 
that there not be conflict or misunderstanding, insofar as 


their respective roles are concerned. 


44 The 400 odd small municipalities that use the council-no 
committee-no CAO system are not viable - administratively, financially 
and from a decision-making point-of-view! On the basis of the services 
that these municipalities provide to the public (after so many services 
have been transferred to regional, district, or county municipalities, or 


to inter-municipal local boards), their continuation is not warranted! 


44a It is extremely difficult to attract to the service of these 
exceedingly small municipalities the human resources that are needed = 
either as elected representatives or as employees of the municipal corpor- 


ations! 


45 It would be an academic exercise to study, systematically and 
thoroughly, the decision-making processes in these small local munici- 
palities! The formal and informal relationships between the members of 
the council and the employees are blurred and confused and, therefore, a 


study of their elements of decision-making would not be meaningful! 
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46 The feasibility of an educational and training program that 
would be designed to improve the knowledge, skills and relationships 
between the elected representatives and the employees of these small 
municipalities is questionable, indeed. It is extremely doubtful if the 
members of the councils would participate in, and Support, such a program 
(particularly, in the municipalities which are most in need of such a 
program). The level of the basic training of the great majority of the 
employees, and their commitment to the service of local government, would 


not warrant the time, energy and money that would be required. 


47 The statements in The Municipal Act of the duties of the statu- 
tory officers of the municipal corporations, such as those of the clerk 
and the treasurer, should be deleted and modern, realistic statements of 


the duties of these officers should be enacted. 


48 The acceptance of the recommendations of chapter III concerning 
(a) the duties of the head of the council; (b) the statutory statement 
that he is the chief executive officer of the municipal corporation and 
(c) his election or selection; and (d) the appointment by the council of’ 
a CAO, would contribute to an improvement of the decision-making processes 


of the larger municipalities of this Chapter. 


49 In the interests of the public, the municipal corporations, the 
elected representatives and the officers, a system of administrative com- 
mittees of the council, with the authority to supervise the officers and 
direct the administrative affairs of the municipal corporation, should not 


be appointed by the council of an Ontario municipality. 


50 If, because of the range, number and complexity of the matters 
to be decided by a council, the council cannot conduct all of its business 
in regular meetings of the council; a committee of the whole council should 
be established to discuss and resolve, informally, the business of the 


council, prior to its submission to the formal meetings of the council. 


51 If, because of the range, number and complexity of the policies 
that must be established or revised by the council, the business of the 
council cannot be discussed and resolved by the use of a committee of the 
whole council, a system of committees should be established; however, the 
time and energy of these committees should be allocated to matters of 


policy and representation; but not to matters of administration. 
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52 The practice of the Ontario councils of establishing a system 
of administrative committees of the council would be eliminated, if all 
concerned had a clear understanding of, and recognized, "what should be 
reserved for decision by the members of the council and what can and 


should be done by the officers". 


a3 If the conclusions concerning the establishment and use of com- 
mittees of the council are to be effective, it is essential that the 
councillors allocate many of their present administrative duties to a CAO 
‘and that the CAO be instructed by the council to establish, under the 
control and direction of the council, "a system of co-ordinated adminis- 


tration at the officer level". 


54 The acceptance of the recommendations (a) of chapter III concern- 
ing the duties of the head of the council, the statutory statement that he 
is the chief executive officer of the municipal corporation, his election 
or selection and the appointment by the council of a CAO; (b) of chapter 
IV concerning the delegation of the powers of the council; and (c) of 
chapter VII concerning the statements of the duties of the statutory 
officers, would contribute to an improvement of the decision-making pro- 


cesses of the larger municipalities of this Chapter. 


53 The system is simple and is understandable by the electors and the 
general public, with the result the electors are in a position to determine 


the responsibility and the accountability of the councillors to the electors. 


56 Busy persons, with ability and experience, are attracted to local 
public office under the system, because the duties of the° councillors and 


officers and the decision-making processes have been rationalized. 


57 The distinguishing features of the council-no or very few commit- 


tees-a CAO system are as follows: 
(a) A recognition by the councillors of the need to 


(1) allocate the time and energy of themselves and the 
officers and employees of the municipal corporation 


to the best advantage, and 


(ii) allocate their time and energy, primarily, to the 
prime concerns of the municipality and not to the 
supervision of the officers and the administrative 


affairs of the municipal corporation. 
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(b) The decision of the councillors 


(i) to free themselves for the prime concerns of the 


municipality by the appointment of a CAO, 


(ii) to re-establish the unity of the council by setting 
up a committee of the whole council to discuss and 
resolve the business of the council and to abandon 


administrative committees of the council, 


(iii) to enact a procedure by-law that describes, clearly, 
the duties of themselves, the CAO and the COs, 


(iv) to insist that carefully prepared reports from the 
CAO and the COs be prepared and be presented to 
the council before an item is presented, formally, 


to the council for a decision, and 


(v) to insist that the CAO and the COs, in the exercise 
of their administrative duties, use the "management 
by exception" principle, i.e. if a matter that comes 
before an officer is within the policies of the 
council - the matter be disposed of by the officer; 
if the matter is not within the policies of the 
council - the matter be referred by the CAO, with a 


report of the CO involved, to the council for a decision. 


58 The system is based upon the principle that the councillors 
"manage" the affairs of the municipal corporation - they take the decisions; 
while the officers carry out the decisions - they administer the affairs of 


the corporation. 


59 Two of the conditions that are essential to the success of the 


council-CAO system are 


(a) the duties of the councillors, the CAO and COs be logical and be 


stated, clearly, ina procedure by-law, and 


(b) the relationships between the councillors, the CAO and the COs 
be co-operative, helpful, understanding and they operate as a 


team - with common goals and objectives! 
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60 The morale of the COs is enhanced because of the system's use of 


many of the principles of modern management, such as "management by exception". 


61 The acceptance of the recommendations (a) of chapter III concern- 
ing the duties of the head of the council, the statutory statement that he 
is the chief executive officer of the municipal corporation and his election 
or selection; (b) of chapter IV concerning the delegation of the powers of 
the council; and (c) of chapter VII concerning the statements of the duties 
of the statutory officers; would contribute to an improvement of the decision- 


making processes of the municipalities of this Chapter. 


62 The confusion in The Municipal Act and other related acts with 
regard to the duties of the head of the council and the CAO is one of the 


reasons for the non-establishment of the Ontario council-CAO system. 


63 Relatively few Ontario councils have appointed a CAO (50 of 946 
municipalities). Of these councils, the majority retain the administrative 
duties of the corporation and do not take advantage of the services of the 
CAO and the COs to authorize the establishment of "a system of integrated 
administration at the officer level". Of the CAOs that have been appointed, 
the majority are required to carry out the duties of another office of the 


corporation, in addition to the duties of CAO. 


64 The council-board of control system is indigenous to Ontario. The 
system's most unusual feature is the board of control which, essentially, 
-is an "elected executive” committee of the council. The system is almost 
unique in the world - the only other local governments that are similar 


are to be found in certain sections of Switzerland. 


65 The provisions of the Statute with regard to the board of control 


are identical, almost, to what they were 69 years ago. 


66 The distinguishing features of the council-board of control system 
are as follows: 


(a) The council is composed of two separate and distinct groups - one 
of the groups, the board of control, is elected at large and is 
granted special and unusual powers; while the other group, the 
councillors, is elected by ward and is not granted special and 


unusual powers. 
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(b) A system of administrative committees of the council is established. 


(c) A system of co-ordinated administration at the officer level is not 
established. 


(d) The local governmental powers are dispersed, very widely, between 


the council and a large number of local boards and agencies. 


(e) The structure of the corporation and the local boards and agencies 


‘is extremely complex. 


(£) The nature of the powers and duties of the three classes in the 
council gives rise to conflict and rivalry and to a lack of unity 


and loyalty in the systen. 


67 The great majority of the municipalities that have established the 
system have done so, essentially, because the applicable provisions of The 
Municipal Act were mandatory and alternatives were not available. These . 
municipalities have displayed surprisingly little criticism of the special 
and unusual powers of.the board of control. However, 16 of the 25 Ontario 
councils that are required to, or are authorized to, establish the system, 


or 64% of them, have sought, and obtained, approval to reject the system! 


68 Unlike the chairman of the council of the metropolitan and some 
of the regional municipalities, the mayor in the council-board of control 
municipalities does not attempt to assume responsibility for the duties of 


a CAO of the corporation. 


69 The council retains and exercises all of the administrative powers 
of the corporation by the establishment of a board of control anda system 
of administrative committees. The members of the board and of the committees 
allocate their time and energy, primarily, to the administration of the 
corporation, including the supervision of the COs. The board of control is 
the chief administrative agent of the council - this responsibility is not 
assigned to a CAO, to a board of officers or to a committee of officers - 


to be carried out under the control and direction of the elected members. 


70 One of the prime characteristics of the system, as in all bi- 
cameral or two-group systems, or in systems where there is a separation of 
powers, is that rivalry and conflict exists between the members of the two 
groups in the council - actually, there are three groups in the council 
because one of the groups, the board of control, is, itself, comprised of 


two groups. namely. the mavor and the controllers, 
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ik The distribution of the local governmental powers in a council- 
board of control municipality is extremely complicated. Therefore, the 
practices and the procedures that are required to meet the needs of the 


System are complicated and time-consuming and, therefore, costly. 


72 The provision in The Municipal Act that requires a 2/3rds vote 
of all of the members of the council, if certain of the recommendations 
of the board of control are to be altered or rejected, is unwarranted and 
unnecessary and offends against one of the basic concepts of democracy: 


One person, one vote! 


LS Because of the dispersal of the local governmental powers, not 
only among a large number of local boards and agencies, but, also, within 
the council, itself; the council-board of control system is in great need- 


of unity, cohesion and loyalty. 


74 Similarly, because of the dispersal of the local governmental 
powers under the system and because of the incredibly complicated organi- 
zation structure; it is not possible for the electors to determine responsi- 
bility and, therefore, accountability, for the exercise of the local 


governmental powers. What is the result? Public confusion! Public apathy! 


aS On the assumption that the intent of the applicable legislation 
is that the board of control be the executive committee of the council, the 
legislation does not meet the need of a modern, progressive municipality 


for such a committee. 


76 The system is wasteful of the relatively few persons who are pre- 
pared to be candidates for local public office. The unsuccessful candidates 
for the office of mayor and, also, the unsuccessful candidates for the office 
of controller, are lost to local public office. Frequently, these candi- 


dates are the most diligent and experienced members of the council. 


77 One of the most serious disadvantages of the system is that, not 
only a candidate for mayor, but, also, a candidate for controller, must be 
able to finance the cost of an election at large. Many potential candid- 
dates cannot do so from their personal resources and do not wish to do so 


from the contributions of others - particularly of special interest groups: 
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78 Because there are three classes of members in the council the 
system does not lend itself to the establishment of local party politics. 
Unity in the council is essential to effective local party politics: 
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PROPOSAL FOR LOCAL GOVERNMENT REFORM IN THE 
AREA WEST OF METROPOLITAN TORONTO, pp. 43,45: 


"The Ontario government believes that the Board 
of Control, now part of Hamilton's administration, 
should be dissolved for two basic reasons: 


"First, the method of selecting the Board of Con- 
trol would be unfair to voters outside the present 
City of Hamilton. Because the population is so 
heavy within the city, any candidate popular within 
Hamilton could win a seat on the Board of Control 
without gathering so much as a single vote from 
what is now Wentworth County. Thus, voters outside 
the present city could find themselves governed 
partly by a board of control which no one in Went- 
worth had voted for. 


"A second reason is even more important. The 
present system, which amounts to the election of 
two councils, confuses accountability. The Board 
of Control has certain statutory powers over bud- 
gets and contracts, and these powers are hard to 
upset. In some situations, the board becomes a 
council within a council, making aldermen seem 
redundant. 


"The Ontario government is convinced that the best 
way to set out clear lines of authority and make 
the elected representatives accountable to the 
people is to place as many powers as possible in 
the hands of a single, elected council without 
interposing a board of control." 
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REPORT OF THE OTTAWA-CARLETON REVIEW COMMISSION 
(MAYO REPORT), p. 119: 


"In one area municipality, the City of Ottawa, 
the executive role is performed by a Board of 
Control. This system, once fairly widespread 
for medium-sized cities in Ontario, is dying 
out and is now used in only three cities, 
Hamilton, London and Ottawa, plus some bor- 
oughs in Metro Toronto. Indeed, it is a system 
unique in the world. The distinguishing feature 
of the Board of Control is that its members are 
elected at large (as is the Mayor), whereas the 
aldermen are elected by ward. The Board is 
given certain statutory powers. Its recommen- 
dations to Council may only be rejected by a 
2/3 majority of Council. Two distinct groups 
are thus elected to Council. The Mayor and the 
Board of Control can claim a special mandate 
from the electorate by virtue of their at-large 
election. 


"As numerous commentators have observed, the 
existence of two different groups on Council, 
elected differently, has tended to create un- 
necessary conflict and rivalry between the two. 
There would seem to be very little reason to 
continue this complicated and divisive system 
and we recommend the abolition of Board of Con- 
trol, and further that the 2/3 majority necessary 
to turn down the Executive's proposals be altered 
to a simple majority (as for Regional Council) ."” 
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ro 7 REPORT OF THE ROYAL COMMISSION ON METRO TORONTO 
(June) ROBARTS REPORT) : 


1. Recommendation 5.12: "Directly elected 
boards of control be abolished in Metro- 
polLitan | oronta.” 


2. Recommendation 6.8: "The general power of 
delegation recommended for councils be in- 
terpreted as authorizing them to elect from 
amongst their members an executive committee, 


and any number of standing committees, and 
to delegate to them as much responsibilities 
as the councils see fit.” 


This recommendation arises out of the con- 
sideration for need of an executive body in 
respect of which it is said that, 


"One obstacle to increased flexibility for coun- 
cils is the current requirement for boards of 
control. Outside of Metro, boards of control are 
found in only three other Canadian cities -- 
Hamilton, Ottawa, and London. Elected at large, 
boards of control exercise a varied combination 
of statutory responsibilities. They prepare for 
submission to council the annual estimates of 
expenditure; call for tenders for materials and 
supplies; prepare specifications for and award 
contracts; and exercise considerable control over 
selection, compensation, and dismissal of senior 
civil servants. 


"Today boards of control are powerful bodies 
standing between the council and the civic admin- 
istration. Through their direct election and 
exclusive powers, they diminish the status of 
council and add unnecessary complexity to the 
system of local government. Because decisions 

of boards of control in areas of their jurisdic- 
tion can only be overturned by a two-thirds major- 
ity vote of council, the board of control system 
leads to rivalry and political animosity on 
council. 


"The board of control system is an outgrowth of 
the American governmental tradition of the sep- 
aration of power. This is contrary to the Can- 
adian governmental tradition, derived from the 
British, wherein the executive is chosen from 
among the members of the legislature. Of course, 
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there is nothing treasonous about copying American 
governmental institutions, or conversely, nothing 
particularly sacrosanct about the Canadian par- 
liamentary system. But in the Commission's judg- 
ment, the decision-making capability of any level 


of government is enhanced if the executive body 
is chosen by and from the members of the legis- 
lative body. Even in the absence of political 
parties at the local level, the relative con- 
fidence of council enjoyed by the executive body 
and the political cohesion of the decision- 
making process under this system of executive 
selection facilitate the process of governing. 
In contrast, the rivalry and hostility which 
often characterize relations between aldermen 
and controllers hamper the capability of muni- 
cipal councils to govern well. 


"Por these reasons, and for reasons regarding 
the simplification of the electoral system dis- 
cussed in chapter 5, the Commission recommends 
that boards of control be abolished. It is quite 
likely that the municipalities of Metropolitan 
Toronto will all want to have some sort of exec- 
utive committee, but in keeping with the Commis- 
sion's determination to give real authority and 
flexibility to local government, the responsi- 
bilities of such a committee should be delegated 
to it by council, and not prescribed in statute. 


"The Commission is convinced that councils should 
decide for themselves what the key responsibil- 
ities of an executive should be, and which of 
their members have the confidence of council to 
carry these responsibilities out. The actual size 
of executive committees will probably vary from 
one municipality to another, as will the specific 
responsibilities assigned to them. Some respon- 
sibilities, such as the preparation of the muni- 
cipal budget, will probably be common to all such 
committees. One prerogative of council which must 
be established is the right to strike any number 
of standing committees and delegate to them approp- 
riate responsibilities." 
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HAMILTON-WENTWORTH REVIEW COMMISSION REPORT, 
pp. 67-68: 


"The third type of management structure found in 
the municipalities of Hamilton-Wentworth is the 


board of control system. Hamilton is one of a 
decreasing number of larger municipalities in 
Ontario using it. In the board of control 
system, the municipal council is divided into 

two groups: the members of the board of control 
including the mayor, and the aldermen. The board 
of control is responsible for directing and co- 
ordinating the affairs of the municipality from 
the point of view of both policy and administra- 
tion. The members of the board of control have 
special statutory powers defined in The Municipal 
Act, and any additional powers entrusted to them 
through municipal by-laws. These powers result 
in substantial authority in the areas of finance, 
personnel and other aspects of administration. 


"The Board is not simply a body that makes sug- 
gestions and recommendations to council. It has 
the power to make binding decisions or recommen- 
dations in some areas subject to change only by 
a two-thirds vote of council. The members also 
have an independent power base, being directly 
elected at large by the people. 


"The board of control system also has committees 
of council, each of which assumes responsibility 
for an administrative area. In the City of 
Hamilton there are more than forty such standing 
committees of council, although most of them do 
not meet on a regular basis. Most staff depart- 
ments, including the clerk's office, treasury, 
purchasing, legal and real estate departments 
report directly to the board of control, while 
line departments, including parks, recreation, 
cemetery, fire, engineering, streets and sani- 
tation, traffic, and building and the personnel 
department report directly to standing committees 
of council. 


"There are several weaknesses in the board of con- 
trol system. From the viewpoint of residents in 
the community, it is extremely complicated, and 
therefore a difficult system to understand. From 
the perspective of a member of council, it also 
creates difficulties by encouraging the involve- 
ment of council members in administrative detail. 
This can be very time-consuming and thus detracts 
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from council members' ability to work on policy 
matters. Some council members in Hamilton com- 
plained to us of the awkwardness and inefficiency 
of the system. Further, it creates a potential 
conflict situation by setting up two classes of 
council members: controllers elected at large 
and with special statutory powers, and aldermen 
elected by ward who often feel they play a secon- 
dary role to the board of control. 


"The board of control is, in effect, the body 
responsible for direction and co-ordination in 

the municipality, performing in some respects 

the role of the appointed chief administrative 
officer. There are, however, two serious short- 
comings in having this body perform such a role. 
The first results from some departments reporting 
directly to the board, while others report to one 
of the numerous committees of council. This sit- 
uation gives rise to inconsistencies in decision- 
making practices among departments, including such 
areas as the resolution of personnel problems, 
establishment of work standards, performance 
appraisal, and supervisory methods. [In addition, 
there exists no direct means to resolve problems 

of disputes between appointed officers. The second 
shortcoming of the system is that there is no guar- 
antee that the people elected by the residents of 
the community to the board of control will have 

the special administrative skills needed to operate 
a large municipality. 


"Our review of management within Hamilton-Wentworth 
shows that those municipalities with a chief admin- 
istrative officer who has appropriate delegated 
authority are better managed than the others. This 
was the case in Ancaster, Stoney Creek and the 
Region. The system allows council and its commit- 
tees to be more effective, since council members 
are able to involve themselves more in the task of 
policy-making and are relieved from many tasks of 
the day-to-day administration. The administration 
of these municipalities is greatly enhanced through 
good communication among appointed officers and 
between appointed officers and council. The design 
of the system itself ensures that the lines of com- 
munication are clearly understood by all. Approp- 
riate delegation of authority can allow appointed 
officers to make decisions effectively within the 
scope of duties, responsibilities and limits of 
authority vested in them." 
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REPORT OF THE ROYAL COMMISSION ON METRO TORONTO, 1965: 


Lack of harmony between the board of control and the 
mayor due to competition for popular support. 

Lack of responsiveness and harmony between board of 
control and aldermen due to the difference on the basis 


of which they are elected. 


PROPOSAL FOR LOCAL GOVERNMENT REFORM IN THE AREA 
WEST OF METRO TORONTO, 1973, p. 45: 


Amounts to election of two councils and thus confuses 
accountability. 
Statutory powers hard to upset. 


Aldermen feel redundant. 


REPORT OF THE OTTAWA-CARLETON REVIEW COMMISSION, 
aa oe 


Unnecessary conflict and rivalry. 

Board can claim special mandate because it is elected 
at large. 

Two-thirds majority vote is divisive because it makes 
the aldermen feel that their decisions are less impor- 


Came. 
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REPORT OF ROYAL COMMISSION ON METRO TORONTO, 1977: 


Obstacle to increased flexibility for councils. 
Diminishes the status of council. 

Leads to rivalry and political animosity on council 
because board's decisions in its area of jurisdiction 
can only be overturned on a two-thirds majority vote. 
It should be a prerogative of council to establish 
any number of committees and to delegate to them 
appropriate responsibilities. 

Council's decision making capability is enhanced if 
the members of the committees are chosen by and from 
the members of the legislative body. 


e committees chosen by council will enjoy greater 


re 
an 


* 


confidence in their actions, leading to greater pol- 
itical cohesion of the decision making process, 
thereby facilitating the process of government. 
Council should decide for itself what the key respon- 
sibilities of the committees should be, and which of 
their members have the confidence of council to carry 
out these responsibilities. The responsibilities 


should be prescribed by council. 
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HAMILTON-WENTWORTH REVIEW COMMISSION, 19 78, pp. 67-68: 


Creates potential conflict situation by setting up 
two classes of council members: controllers elected 
at large with special statutory powers and aldermen, 
elected by ward, who often feel they play a secondary 
roLlento che, board of control. 

Inconsistencies in decision-making practices among 
departments resulting from some departments reporting 
directly to the board of control, while others report 
to committees of council. 

There is no assurance that the people elected to the 
board of control will have special administrative 
skills needed to operate a large corporation. 

Council cannot be as effective policy makers as they 
should be, because they cannot divorce themselves from 
the day-to-day administration as would be the case if 


there was a chief administrative officer. 
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